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Policy change in African States: a case study of Botswana’s changing attitude towards 
the Zimbabwean crisis 
 
Abstract 
In 2008 Botswana changed its attitude towards the Zimbabwean crisis in the media. They 
took a firm stand against the violations of obligations by Zimbabwe. This was a unique 
position as no other African nation had publicly condemned the actions of Zimbabwe. The 
international community has pressured South African Development Community (SADC) 
members, South Africa and Botswana in particular, to raise sanctions against Zimbabwe but 
for the past few years the SADC and the African Union have declined to intervene in this 
crisis. This thesis presents a model based on the four sources that influence policy change 
identified by Hermann (1990): presidentialism, the bureaucratic elite, one-party dominance 
and dependence on foreign aid. Four corresponding hypotheses are examined for the case of 
Botswana which yield an insight into policy change on the African continent. Results identify 
centralization of power and dependence on aid as sources that influence the decision-making 
process and can lead to foreign policy change. For the other two sources required 
information was not available to reach a firm conclusion.  
 
Introduction 
 
As ruled by president Robert Mugabe and his right-wing party ZANU-PF, Zimbabwe has had 
significant problems with respect to their economy, the violation of human rights, corruption 
and the quality of their elections (Palloti, 2013, p. 30; Prys, 2009, p. 193). For example, since 
2000, Zimbabwe’s economy has been characterized by hyperinflation (Palloti, 2013, p. 31). 
The political crisis began in 2008 when the opposition party Movement for Democratic 
Change (MDC) won the elections in Zimbabwe but ZANU-PF remained in power (Palloti, 
2013, p. 34). According to Human Rights Watch, the election process had serious flaws and 
human rights abuses which precluded free and fair elections. Although far less violent than 
the 2008 elections, the general elections of 2013 were even more unfair, with ZANU-PF 
winning a questionable sixty percent of the votes (Freedomhouse; Raftopoulos, 2013). 
Millions of these votes were allegedly riddled by ‘ghost voters’ including children and people 
aged over 100 (Freedomhouse, 2013).   
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 Zimbabwe is part of the Southern African Development Community (SADC), a 
regional organisation that is committed to regional integration and poverty eradication 
through economic development and ensuring peace and security within Southern Africa. The 
SADC consists of 15 member states including Botswana and South Africa.
1
 The SADC has 
interfered very little in the Zimbabwean crisis, to the great discontent of the international 
community, who have put a great amount of pressure on the two aforementioned countries to 
intervene (Graham, 2006, p.125; Alden, 2010, p.5). Reasons for this ‘silent policy’ identified 
by African scholars are the regional solidarity, respect for sovereignty and anti-imperialism 
(Nathan, 2013, p.884).  
However, since the flawed Zimbabwean elections in 2008 Botswana has distinguished 
its foreign policy from other SADC member states. Whereas Botswana had previously agreed 
with the SADC on the Zimbabwe policy, it publicly rejected the Zimbabwean election results 
of 2008 (The Irish Times, 2008). Although Botswana did not vote against non-intervention in 
Zimbabwe in the SADC (as decisions are made by consensus), the vote did seem more 
cautious and ill at ease (Shaw, 2013). In 2009 Botswana’s former president Festus Mogae 
implied that Botswana did not agree with non-intervention when he stated that there was no 
consensus on the Zimbabwean crisis within the SADC but that it was important to remain a 
united regional grouping (Taylor, 27 December 2009, VOA) . After the 2013 elections, 
Botswana was once more the rare African voice to criticise Zimbabwe (Shaw, 2013). 
Botswana’s choice to take a public stand against the Zimbabwean crisis and change its foreign 
policy has not gone unnoticed by scholars (Alden, 2010, p.5; Nathan, 2013, p.885); however, 
factors influencing Botswanan policy change since 2008 have not yet been explored. 
Studies and models of foreign policy change often focus on states in general or 
Western states. The aim of this research however is to identify factors that influence policy 
change in African states. African states differ in political, cultural and historical contexts from 
Western states; thus, it is likely that reasons for policy change also differ in African states. 
This study therefore asks ‘What factors influence foreign policy change in African states?’ 
Obtaining an answer to this question is relevant for three reasons. First, it provides a 
framework for studying foreign policy change in African states in particular, unlike previous 
frameworks that focus on states in general. Second, it offers insights into the differences 
                                                             
1
 The member states of the SADC are Angola, Botswana, Democratic Republic of Congo, Lesotho, Madagascar, 
Malawi, Mauritius, Mozambique, Namibia, Seychelles, South Africa, Swaziland, Tanzania, Zambia and 
Zimbabwe. 
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between the universal state and African states. Third, it contributes to a better understanding 
of what factors play an important role in policy-making for African countries.  
In order to articulate a comprehensive response, this paper begins with a survey of the 
existing literature on foreign policy change in Africa with specific emphasis on Hermann’s 
four-factor model. Next, an adjusted model is presented with corresponding hypotheses. 
Methodology is then presented, sources of policy change are investigated for the case of 
Botswana, and, finally, results are discussed.  
 
African foreign policy change  
Studying foreign policy change rather than the stability of policy is a relatively new approach. 
During the 90s, profound changes in world affairs provoked this shift; however, most case 
studies examined by scholars fall within the category of Western states. The goal of this 
literature review is to give an insight in foreign policy change in African states. Because of 
the lack of a model for African states, an alternative, more general and western model will be 
used as a basis for an African model.  
 Before concentrating on foreign policy change in African states, it is important to 
illustrate the characteristics of foreign policy in Africa. The 54 sovereign states of Africa vary 
greatly from one to the next. Still, they differ from Western countries in specific and similar 
ways, such as ex-colonialism, clientelist politics, nationalism and slow economic growth. 
After independence, most African foreign policy focussed on national security, continental 
institution-building and the liberation of Southern Africa (Wright, 1999), with the aim of 
ending dependence on colonizing powers. States, therefore, worked to keep the West out 
while enhancing relations between countries on the continent. An emphasis was placed on 
creating an African identity through norms of diplomatic behaviour and regional institutions. 
This notion of cooperation within the region coexisted with the importance of nationalism and 
sovereignty (Khadiagala & Lyons, 2001, p. 3). As the colonial era left its scars, it was 
important to remain in control of domestic politics and national interests. African countries 
would now only be interdependent on each other to form a dominant power bloc against the 
West and get rid of their underdog status . 
Although implemented with the best of intentions, these foreign policies did not work 
out as well in most countries. Strong leadership, centralization of power and the interests of 
African elites interfered with their success (Khadiagala & Lyons, 2001, p. 5). In the ‘70s and 
‘80s, foreign policy put an emphasis on poverty reduction programmes and economic 
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dependence. Most African countries were heavily dependent on bilateral aid and, relatedly, 
had a subordinate role in the international arena. This, combined with their limited resources, 
confined policy initiatives largely to regional and continental contexts. During the ‘90s policy 
initiatives were characterized by democratization, economic reforms and the establishment of 
regional institutions (Khadiagala & Lyons, 2001, p. 9). As the notion of collective 
responsibility took on importance, the Economic Community Of West African States, SADC 
and Organisation of African Unity (predecessor of the African Union) took on more assertive 
security roles and put emphasis on interventions, security coordination and peacebuilding. 
Bilateral aid turned into multilateral aid which widened the scope of donors to reach and 
diversified relationships (Khadiagala & Lyons, 2001, p.10). A good example of this would be 
the South African ties established with Brazil, Russia, China and India which would later 
evolve into the BRICS, an institution of five emerging national economies that challenge the 
hegemony of the West.  
As the above has given a general image of the trends in African foreign policy, more 
specific information about African foreign policy is scarce. Most research focusses on South 
Africa’s foreign policy and a generalization of African foreign policy has not yet been 
proposed. A reason for this could be the great diversity between the countries. Likewise, the 
literature on foreign policy change in African countries is limited. The extant literature 
primarily highlights leadership as an agent of change and does not consider multiple 
influential factors (Park, 1980). Yet, the wave of democratization in African countries has 
increased the number of factors that influence policy-making (Khadiagala & Lyons, 2001; 
Wright, 1999; Zaffiro, 1993). Whereas policy was mainly influenced by the leadership, new 
(regional) institutions and the emergence of civic organizations now also influence foreign 
policy.  
Charles F. Hermann’s influential 1990 work on foreign policy change proposed a 
model to explain why some nations change their policy at a given moment. This model is 
based on a more general and Western understanding of policy change. Hermann’s model will 
be adjusted to generate a framework for factors that could influence policy change in African 
states. This model will be then be applied for the case of Botswana. According to Hermann, 
policy change will only be implemented once there has been an explicit expression of 
discontent with the current policy or system (1990, p.11).  These discontents go through a 
decision process where information on the matter is gathered. The information could trigger 
policy change.  Hermann bases his framework for the process of policy change on an input-
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output conception. The decision-making process is seen as a black box and plays the 
mediating role between the sources of change and the policy output (Hermann, 1998, p. 13).  
According to Hermann (1990, p.13), ‘to effect a change in governmental foreign policy, 
agents must act on the governmental decision process. The decision process itself can obstruct 
or facilitate change.’ 
Hermann has labelled four different sources of policy change that form the input of the 
decision-making process (1990, p. 11). These sources of change are leader driven, 
bureaucratic advocacy, domestic restructuring and external shock. The conceptualization of 
these four sources of change will be discussed in the theoretical framework. Interplay between 
the different sources of change is likely, as a lot of sources are linked but the decision process 
could also facilitate change by itself. Scholars have been critical of this emphasis on the 
decision-making process, as it downplays the role of the individual decision-makers 
(Gustavsson, 1999, p.90; Carlsnaes, 1993, p.11). According to these scholars the individual 
decision-maker is seen as part of the decision-making process and not solely as an input 
factor. However, since the process of democratization, the individual has a downplayed role 
in the decision-making process. More actors are now influential in the decision process which 
is why it is important to put the individual decision-maker alongside the other actors of 
change.  
In the next section, Hermann’s model is discussed in greater detail with an eye to explaining 
its limitations with respect to African states. Alterations to the model will attempt to take into 
account extant criticisms. 
 
Theoretical framework 
 
What is meant by the term ‘foreign policy’ varies from one author to the next. As Hermann 
notes in Why Nations Act (1978, p. 25), the lack of a singular definition has caused ‘obstacles 
to providing more adequate and comprehensive explanations of foreign policy’. According to 
Cohen and Harris (as cited in Gustavsson, 1999, p. 75), foreign policy can be seen as ‘a set of 
goals, directives or intentions, formulated by persons in official or authoritative positions, 
directed at some actor or condition in the environment beyond the sovereign nation state for 
the purpose of affecting the target in the manner desired by the policy-makers.’ Hermann 
(1990, p. 5) agrees to the notion that states are the sole practitioners of foreign policy and 
defines it to be ‘a goal-oriented or problem-oriented program by authoritative policymakers 
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(or their representatives) directed towards entities outside the policymakers’ political 
jurisdiction’. Rosati (as cited in Gustavsson, 1999, p. 75) similarly understands it as ‘the 
scope and collections of goals, strategies and instruments that are selected by the government 
policymaker to respond abroad to the present and future environment.’ Within these broad 
definitions the unintended behaviour of actors in foreign policy is included. As Hermann’s 
model forms the basis of the proposed model for African countries, this research adopts his 
definition of foreign policy for consistency. As such, foreign policy change can be understood 
to mean the reorientation of the existing government’s foreign policy toward a different 
direction (Hermann, 1990, p. 5). In the case of Botswana, this reorientation can be seen in the 
choice to break with SADC’s prior and current policy of non-intervention in Zimbabwe.  
Hermann has identified four different sources of policy change that may or may not 
interact with each other (1990, p. 11). The first, leader-driven change, can be broadly 
interpreted. Examples range from a change in leadership to the centralization of power or the 
popularity of the leader. An important aspect of the leader(ship) is that it must have enough 
power to convince the government of its changing course. Second, bureaucratic advocacy 
refers to the promotion of a particular change in policy by a group within the government. For 
a group to be effective in provoking policy change, it must have access to people of power 
within the government. The bureaucratic elite could be a good example of such a group. 
Third, domestic restructuring refers to the politically important segment of society that 
supports the governing regime (Hermann, 1990, p. 12). If the supporting segment changes 
their attitudes and beliefs, it may necessitate changes in policy by the regime in order to stay 
in power. An example of this would be the importance civil society has given to 
environmental issues the last decade. Governments were forced to consider more 
environment-friendly policies which changed policies throughout. Lastly, external shocks are 
dramatic international events that provoke reactions within a country. Hermann defines 
‘dramatic events’ as ‘large events in terms of visibility and immediate impact on the recipient’ 
(1990, p. 12). An example of a dramatic event could be the collapse of the Soviet Union as 
demographic restructuring had an impact on many countries in Europe.  Foreign policy will 
have changed due to the established new states. 
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The four sources of change that apply to African countries based on Hermann’s model are 
presidentialism, bureaucratic elites, one-party dominance and dependence on foreign aid. 
These sources influence the decision-making process and eventually change the policy output. 
Hermann’s model as adjusted for African countries can be illustrated as follows: 
 
 
 
 
 
 
 
Figure 1.Sources of foreign policy change in African states that influence the decision-
making process which can lead to foreign policy change. 
 
 
Presidentialism 
 
Hermann’s first source of change is leader driven. The leadership in African states tends to be 
described as neo-patrimonial (Allen, 1995; Cammack, 2007; Wyk, 2007). Patrimonial 
systems are characterized by patron-client networks or clientelism (Allen, 1995; Cammack, 
2007; Van de Walle, 2003; Van Wyk, 2007; Young, 2009). In such a network, executive 
power is centralized in the patron. Clients, in turn, are loyal supporters who are expected to 
mobilise political support for the patron. Favoured clients may be rewarded with jobs within 
the state apparatus. Prevalent in most African states (Young, 2009, p. 1), these patrimonial, 
business-like and personal structures are the legacy of colonial rule. In many cases, a strong 
individual emerged from the liberation movement and cultural values favoured a strong 
individual as the ‘head of a family’ (Cammack, 2007, p. 600).  
Patrimonial systems often result in presidentialism (Van Wyk, 2007, p. 5). Within a 
presidentialist system, the leader has unlimited power and usually is not only head of state but 
also the head of government. All the power is centralised in the president and his or her office. 
There are no checks and balances, which render domestic institutions mere symbols of 
Foreign  
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Presidentialism 
Bureaucratic elites  
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democracy (Van de Walle, 2003, p. 310). Robert Mugabe’s rule in Zimbabwe exemplifies 
presidentialism. Although elections are held, Mugabe enjoys absolute power and disregards 
parliament more or less at will. In more than fifteen African countries with a full presidential 
system in place (and even in the parliamentary republics of South Africa and Botswana) an 
executive president controls the legislature.  
The most important aspect of the patrimonial system is the centralisation of power. In 
this context, centralisation refers to all the power being institutionalised into essential areas of 
the executive branch, mostly with the president or prime minister (Thomson, 2000, p.110). 
Without centralised power, other political actors could interfere with the interests of the 
patron and could jeopardise the business-like structure. To maintain a centralised state, the 
opposition must be restrained. Elections in a state with centralised power are often merely 
symbolic as the opposition does not stand a chance (Van de Walle, 2003, p. 311). The more 
centralised the power is, the harder it is for different political actors to influence the decision-
making process. Policy change will therefore occur only if it is in the interest of the patron. 
Consequently, the first hypothesis examined in this research is: 
 
H1:  The more political power is centralised, the more the decision-making process is 
influenced by the leader to change policy. 
 
Bureaucratic elites 
Hermann’s second source of change is bureaucratic advocacy. The bureaucracy is defined by 
Weber as ‘a pyramidal and hierarchical organizational structure, in which all decision-making 
power flows from super ordinates to subordinates’ (as cited in Mosweunyane, 2013, p. 27). 
Hermann refers to the bureaucracy as different groups within the government. Some of these 
groups might support policy change and will seek to convince officers higher up to implement 
this change (Hermann, 1990, p. 12).  
The bureaucracy has three distinct features in Africa. First, the bureaucracies are very 
large with bureaucrats largely pursuing personal benefits (Mbaku, 1996, p. 100). Because 
bureaucrats are often underpaid, they are vulnerable to bribery. This corruption makes the 
bureaucracy very ineffective. Second, within the large public sector there are a lot of ghost 
workers (Ncholo, 2000, p. 98). These so-called ghost workers often do not exist, are retired or 
are already deceased but still draw a monthly salary. The exact number of ghost workers 
cannot be known but it is assumed to be substantia (Goldsmith, 1999, p. 525). Third, 
bureaucracies tend to have limited resources for the big problems they need to resolve and 
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often suffer from an overload of functions (Goldsmith, 1999, p. 520). Ineffectiveness and 
underperformance are direct outcomes of bloated bureaucracies with limited resources. 
A powerful group within the African bureaucracy are elites. According to Bariledum 
and Serebe (2013, p. 164) bureaucratic elites are ‘public servants who exert their technical or 
administrative authority to inform policy decisions through their managerial positions’. The 
bureaucratic elites are distinguished from political elites as these have decision-making 
power; however, in African states the political elite often also influences policy decisions. The 
reason for this is their status in the ruling party, this makes the distinction rather meaningless. 
Because the bureaucracies are relatively large the way in which the elite is organized has a 
substantial effect on the national stability and development. When organized properly, they 
can hold significant power. 
If  the bureaucratic elite holds significant power, this may lead to bureaucratic-
authoritarianism. Bureaucratic-authoritarianism undermines democracy and results in the 
exclusion of civic organizations (Branch & Cheeseman, 2006, p. 15). Links between civic 
organizations and the bureaucratic authority will only exist through individuals with private 
interests in collaborating. Most African one-party states also have bureaucratic-
authoritarianism, in which the bureaucratic elite adjusts policy in favour of the executive 
power. This, in turn, endangers the separation of powers, as the legislative and the executive 
coordinate their interests. The more authoritarian the bureaucracy, the less likely the inclusion 
of outside actors. If other actors are excluded, the decision-making process is mainly 
influenced by the elite, whose policy is already implemented. The corresponding hypotheses 
therefore is: 
 
H2:  The more authoritarian the bureaucratic elite, the less the decision-making process is 
influenced by civic organizations to change foreign policy. 
 
One-party dominance  
Hermann’s third source of change is domestic restructuring, where a change in the ideals and 
attitudes of the political relevant segment of society influences the ruling regime (1990, p. 
12). It is important for the ruling regime to consider these changes in attitudes and adjust the 
policy accordingly as the regime wishes to be re-elected. If the policy is not adjusted, the 
relevant segment of society could vote for the opposition instead. What Hermann calls 
domestic restructuring must be understood under the rubric of one-party dominance in 
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African states. Since independence, African states have been characterized by long one-party 
dominances even though elections are open to multiple parties. Van Wyk (2007, p. 13) refers 
to the phenomena of long one-party rules as ‘stayism’. According to Van Wyk, liberation 
movements often turned into government parties after independence; they fought off their 
colonial rulers, and, therefore, were popular among the people. Older generations of voters 
still idealise these parties and remain loyal voters. For example, in South Africa the African 
National Congress (ANC) has ruled the country since the official end of apartheid in 1994. 
Older generations still vote for ANC due to their leading role in the liberation struggle 
(Lotshwao, 2009, p. 901). Botswana, Burkina Faso, Gabon, Lesotho, Mauritania, Namibia 
and Zimbabwe are other examples of countries with dominant parties that have won three 
consecutive absolute majorities (Bogaards, 2004, p. 182).  
As the generations with a personal connection to the liberation movements gets older, 
these parties cannot continue to win elections. Younger voters do not feel the same loyalty 
towards these liberation movements and base their choice on the party program instead of 
their liberation history. Eligible voters are not as unified as they once were, and as a 
consequence the stability of these dominant parties is being threatened (Weghorst & 
Lindberg, 2013, p. 717). To assure this does not happen, the ruling party needs to keep its old 
voters satisfied while attracting new voters with different concerns. The stability of the 
dominant party can therefore influence the decision-making process. If the position of the 
dominant party is stable, policy change will be less likely than when the position of the party 
is unstable. Consequently, the third hypothesis examined in this research is: 
 
H3:  The more unstable the position of the dominant party is, the more likely the decision-
making process is influenced to change policy. 
 
Dependence on Foreign Aid 
Hermann’s fourth source of change is an external shock. However, this source can be 
criticized as an external shock influences the decisions made by other actors but does not 
directly influence the decision-making process by itself. The fourth source will therefore be 
replaced by the dependence on foreign aid as aid is essential for many African countries.  
Aid dependence is attributed to many African countries. It can best be defined as ‘a 
situation in which a government is unable to perform many of the core functions of 
government, such as the maintenance of existing infrastructure or the delivery of basic public 
services, without foreign aid funding and expertise’ (Bräutigam & Knack, 2004, p. 257). To 
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illustrate, in 2015 African countries received around 27,063 million USD in disbursements of 
the DAC countries (OECD, 2015). This was nearly 21% of the total money received from 
Official Development Assistance (ODA) in this year worldwide. Ethiopia, Kenya, Nigeria, 
Tanzania, South Sudan and Uganda were the top recipient countries, receiving amounts 
ranging from 1,000-1,500 million USD (OECD database). 
 Aid can be used in developing countries to build capacity and create stable institutions 
(Bräutigam & Knack, 2004, p. 255). It can also provide for technical assistance and training 
programmes which provide governments with knowledge necessary to future development 
and enhance the effectiveness and efficiency. In recent years, the effectiveness of foreign aid 
has been questioned by a large group of scholars. Bräutigam and Knack (2004, p. 256), for 
example, found evidence in their research that in African countries ‘higher levels of aid, 
delivered over a longer period of time, are associated with larger declines in the quality of the 
governance and in tax revenues as a share of the GDP’. Quality of governance is measured by 
the level of government corruption, the quality of the bureaucracy and the rule of law 
(Bräutigam & Knack, 2004, p. 267).  
In research conducted by Alesina and Dollar (1998, p. 1) considerable evidence was 
found that whom foreign aid is given to is dictated by political and strategic considerations 
instead of economic considerations. Economic considerations are more important when 
considering foreign direct investments. Donors give more aid to countries with a shared 
colonial history, a democratic status and higher income levels (Alesina & Dollar, 1998, p. 4). 
As these donors hold a lot of power over the aid that the recipients receive, recipient countries 
naturally adjust policy to the preference of the donor. The degree of aid dependence can 
therefore influence the decision-making process which could lead to policy change. The 
corresponding hypothesis therefore is: 
 
H4:  The more aid a country depends on, the more easily the decision-making process can 
be influenced to change foreign policy  
 
 
Research Method  
In order to answer the research question ‘What factors influence foreign policy change in 
African states?’ a case study was completed. A case study can be defined as ‘an intensive 
study of a single unit with an aim to generalize across a larger set of (similar) units’ (Gerring 
2004, p. 342). This case study examines the change in Botswana’s attitude towards Zimbabwe 
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between the 2008 elections and the 2013 elections. Botswana has been chosen for case study 
as it is the only SADC country to have taken a firm stand against the actions of Zimbabwe. As 
the attitude change is very pronounced, policy change must have occurred before Botswana 
publicly denounced Zimbabwe.  
The case of Botswana in this research is a deviant case study. According to Seawright 
and Gerring (2008, p. 297), these cases differ from some cross-case relationships and are 
high-residual cases. The latter are cases where the difference between the observed values and 
the estimated values are rather large. As Hermann’s model of foreign policy change focuses 
on more general, Western states, the case of Botswana is an unusual case as it is an African 
state. The purpose of this method is to probe for new explanations that have not yet been 
explored; it is, therefore, an exploratory form of research (Seawright & Gerring, 2008, p. 
302). An advantage of the deviant case method is the possibility of generalisation. If the 
deviant case shows causal factors, the applicability of these factors in other cases can be 
investigated and general propositions can be established. The case study of Botswana aims to 
generalise beyond the data and give an insight as to why African states change policy. 
Botswana is often referred to the as ‘African Miracle’ due to its rapid economic growth and 
stable government, factors which also make generalising more difficult. In this study, 
however, it will be argued that this label is an exaggeration at best. The centralised 
government, exclusion of civic organizations and the dominant party rule will be discussed as 
evidence of the claim.  
The four sources of change that are analysed in this research are the presidentialism, 
the bureaucratic elite, one-party dominance and dependence on foreign aid. These concepts 
will be operationalised as follows. The centralization of power will be operationalised by 
looking at the amount of power that lies with the president. The level of authoritarianism 
within the bureaucratic elite will be operationalised by the degree of exclusion of civic 
organizations, more specifically trade unions, within the policy-making process. One-party 
dominance will be operationalised by seat distribution in parliament during the general 
elections of 2004, 2009 and 2014. The last source of change, the dependence on foreign aid, 
will be operationalized as the net flow of ODA by the Development Assistance Committee 
(DAC) of the Organisation for Economic Co-operation and Development (OECD). 
To find results of how different sources of change influence policy in African states 
both primary and secondary data were consulted. First, scholarly articles were used to analyse 
the Zimbabwean crisis and the policy of the SADC towards this crisis. SADC summit reports 
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were also analysed to comprehend the voting behaviour within the organization. Secondly, a 
small number of newspaper articles and reports of the Bertelsmann Transformation Index , an 
index that measures the economic and political transformations of almost 300 countries, and 
Freedomhouse were used to highlight the changing attitude of Botswana with regard to the 
Zimbabwean crisis. The literature of African scholars has been essential to exploring the 
sources of policy change. To demonstrate the centralisation of power in Botswana, the 
Constitution was consulted and to measure the media freedom, the African Media Barometer 
was used. The Intelligence and Secret Service Bill also emphasizes the power of the president 
within the Directorate of Intelligence and Security. To identify the inclusion/exclusion of 
trade unions the NORMLEX database for International Labour Standards was used and 
comments of the Committee of Experts on the Application of Conventions and 
Recommendations (CEACR) are discussed. The Trade Unions and Employers Organisation 
Act and the Trade Dispute Act (TDA) were also considered. The one-party dominance is 
illustrated by the election results of 2009 and 2014. The Inter-Parliamentary Union PARLINE 
database was used to discuss the elections results as the official government website of 
Botswana did not present these. As for the last source of change, the Query Wizard for 
International Development Statistics (QWIDS) database of the OECD and reports of the 
World Bank were used.  
Empirical Analysis 
In this section, the four sources of change and their corresponding hypotheses will be 
explored for the case of the change in attitude of Botswana towards Zimbabwe in the period 
2008 to 2013. 
Centralization of power in Botswana  
Botswana is a parliamentary representative democracy with a president that is both head of 
state and head of government. The president is elected indirectly by the National Assembly. A 
neo-patrimonial system prevails in Botswana as it does in most African countries. The 
president in Botswana is known for giving top jobs within the government to family members 
and military officers with whom he has close relationships (Good, 2009, p. 317). The current 
president of Botswana is Ian Khama who has been ruling since 2008. The son of the first 
president of Botswana (who is seen as a national patriarch by the public) is known for his 
emphasis on the military due to his military background. The Constitution of Botswana 
provides for an executive presidency with extensive powers (section 47 (1)). For example, the 
president controls the appointment of ministries, senior civil servants, military commanders, 
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the selection of nominated members of parliament, and the leaders of a diverse range of 
executive agencies including the cabinet ministers and the vice-president. The president acts 
in his own deliberate judgement and is not obliged to follow the advice given by anybody 
(Section 47 (2)). He controls key divisions of the state such as the army and the police. His 
powers are not limited to the executive branch but also extend to the legislative and judiciary.  
In 1997 constitutional amendments were made to further enhance and centralise power 
by allowing the automatic succession of the vice president upon the retirement, death or, 
incapacitation of the president. Former president Festus Mogae appointed President Khama 
vice president in 2004 and when Mogae retired in 2008 Khama became the new president 
without elections in between. This amendment enables the president to determine his 
successor without the approval of parliament. Since 2008, the power in Botswana has only 
become more centralised. A recent example of this is the increasing state interference with the 
media. In May 2015, the Directorate of Corruption and Economic Crime (DCEC) stated that it 
wanted media platforms to give them access to stories before publication (African Media 
barometer, 2014). Additionally, new visa laws were instituted to limit the access of foreign 
journalists, academics and researchers who had been critical of the Khama regime. According 
to the African Media Barometer (2014), when Khama became president he moved the 
Department of Information and Broadcasting under the Office of the President. All these 
measures were taken to silence the opposition and ensure power on all areas. The interference 
of state authorities has impaired the independence and the self-regulation of the media in 
Botswana (African Media Barometer, 2014, p. 8-9).  
A second example of centralisation is the establishment of the Directorate of 
Intelligence and Security (DIS) in 2006. The mission of this institution is to ‘combat any 
foreign-influenced activity’ and ‘subversive activities from the country’s detractors’ 
(Intelligence and Security Service Bill). DIS is established under the Office of the President 
and the president appoints the staff and can determine its functions. The president, therefore, 
has full power over this institution and can mobilise it when it is in the national interest. 
However, the DIS has been accused of abusing its power. For example, DIS has come under 
considerable fire in recent years, as it has been accused of extrajudicial killings allegedly 
commanded by the state (Good, 2009. p. 316). Khama vetoed a parliamentary request to 
investigate the killings, which aroused greater suspicion among the populace (Freedomhouse). 
Naturally, the government denied any involvement in the killings. 
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 As illustrated, the president holds substantial power in Botswana. Since 2008 this 
power has only become more centralized because of the media control by the government and 
the establishment of the DIS under the Office of the President. H1 stated that the more power 
is centralised, the more the decision-making process is influenced by the leader to change 
policy. In the case of Botswana, there has been ongoing centralization of power, and policy 
change has occurred. H1 can therefore be accepted. The more centralized the power, the easier 
it is for the leader to influence the decision-making process. In the case of Botswana, reasons  
for President Khama to influence change on the Zimbabwe policy could have been the 
destabilizing effect that the crisis has had on Botswana’s economic development and the 
regional integration. 
 
Bureaucratic elites and the exclusion of trade unions  
In Botswana, a small bureaucratic elite with substantial power formed after independence 
(Taylor, 2005, p. 46). Bureaucratic-authoritarianism and the exclusion of trade unions will be 
discussed for Botswana in the period 2008- 2013. 
 The elite in Botswana had a common social upbringing through attending the same schools 
which led to common political and social values. This made the elite very like-minded and 
decision making fairly uncomplicated. They have always been interested in national 
development and economic growth (Acemoglu, Johnson & Robinson, 2001, p. 22). The 
combination of considerable expertise and strong desire for development in well-educated 
Batswana generated quick economic growth and stable institutions. Ian Taylor, an 
‘authoritative academic on Sub-Saharan Africa’ (Cambridge Review of International Affairs, 
2012, p. 171), categorized the elite in Botswana as effective and acting in the long-term 
interest of the country; as noted previously, this efficiency is rather exceptional for African 
countries (Taylor, 2005, p. 48). Civic organizations were relatively scarce in Botswana until 
the 1980s. Civic organizations can be defined as a ‘private voluntary organization outside the 
realm of the state pursuing public objectives on a non-profit basis’ (Robinson &White, 1997, 
p. 1). These organizations collectively form the civil society. Examples of these organizations 
are NGOs, self-help groups, religious organisations and trade unions. The focus of this 
research will be on trade unions as these are most influential in Botswana (Bertelsmann 
Transformation Index). 
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 In the 1990s, there was a rapid emergence of umbrella organisations were established 
under which civic organisations and the government worked together on policy-making 
(Carroll & Carroll, 2004, p. 341). Trade unions had and continue to have a weak influence on 
policy-making as they are often excluded from the policy-making process (Bertelsmann 
Transformation Index). The most important, national,  trade union organisation that was 
established was the Botswana Federation of Trade Unions (BFTU). In Botswana, the 
government still holds a lot of power over trade unions, and this is often criticized by the 
BFTU. The two main legal sources for trade unions in Botswana are the Trade Unions and 
Employers Organisation Act (TUEO, 1984) and the Trade Dispute Act (TDA, 2003) illustrate 
this.  
Botswana has been a part of the International Labour Organisation since 1978 even 
though the TUEO is still not in line with international standards. In the period 2008 to 2013, 
CEACR has observed numerous flaws Botswana’s trade union acts and has recommended 
amendments to multiple sections. Four examples suffice to illustrate the concerns. First, 
Section 2 of TUEO excludes prison officers from the right to unionise. International standards 
do not allow this (Ontebetse, 2017). Second, Section 43 of TUEO which provides for the 
inspections of accounts, books and documents of trade unions by the registrar at ‘any 
reasonable time’ undermines the autonomy and independence of trade unions according to the 
CEACR. Third, Section 48B of TUEO grants certain facilities only to unions representing at 
least one third of the employees in an enterprise. This is an unreasonable threshold that makes 
the establishment of a union hard to achieve according to the CEACR. Fourth, sections 
9(1)(b), 13 and 14 of the Trade Dispute Act restrict the right to strike by claiming specific 
services to be ‘essential’. The list of essential services however does not only include services 
that, with interruption, could endanger life, health or personal safety, but also include services 
like the Bank of Botswana, diamond sorting, cutting and selling services, immigration and 
custom services and maintenance of the railway. These provisions make striking difficult in 
many areas. Amendments to these five sections have been requested by CEACR since 2007, 
however the government has not amended them.  
During the stated period the Committee received complaints by the Trainers and 
Allied Workers Union (TAWU) accusing the government of favouritism of certain trade 
unions. Additionally, the BFTU reported that the Government was excluding profession-
based unions from collective bargaining at the national level and persistently persecuted of 
trade union leaders for engaging in union activities (Ontebetse, 2017).   
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These findings suggest that the government makes it hard for trade unions to be established, 
and that even if they are established, independence and autonomy is impaired. The situation in 
the period 2008 to 2013 has not changed. According to the above mentioned complaints of 
TAWU and BFTU, it has even gotten worse. The bureaucratic elite has legislative power. 
They have not prioritised amending the trade union acts, which indicates the exclusion of 
trade unions from policy-making in Botswana. According to former professor of political 
science at the University of Botswana, Kenneth Good (2009, p. 62), the elite remains 
predominant within the bureaucracy and civic organizations remain largely ineffective in 
Botswana. The Bertelsmann Transformation Index concurs, stating that inclusion of trade 
unions is very limited.  
By such measures, the bureaucratic elite in Botswana would seem to be rather 
authoritarian. Although two sources indicate that the exclusion of civic organisations is 
getting worse, present evidence does not allow verification. H2 stated that the more 
authoritarian the bureaucratic elite, the less the decision-making process is influenced by civic 
organizations to change foreign policy. In the absence of evidence of the degree of difference 
in authoritarianism before and after the policy change, this hypothesis cannot be accepted. 
One-party dominance  
One-party dominance is a feature of many African states, including Botswana. In this section, 
the position of the dominant party in Botswana is illustrated for the period 2008 to 2013. The 
general parliamentary elections took place in 2009 and 2014. These elections will be 
compared to see if the one-party dominance changed in this period.  
The Botswana Democratic Party (BDP) has been the ruling party since independence in 1966 
although a multi-party system is in place. Other relevant parties in the period under 
investigation were the Botswana National Front (BNF and the Botswana Congress Party 
(BCP). The Parliament of Botswana consists of the president and the National Assembly. The 
National Assembly consists of 63 seats of which 57 are directly elected, four seats are 
indirectly elected by the National Assembly and the last two seats are for the president and the 
speaker. Botswana’s elections have been considered free and fair since independence, a rarity 
in Africa (Freedomhouse, 2013).  
 The first general elections under President Ian Khama were held in 2009. The BDP 
won 45 of the 57 directly elected seats. This was one seat more than they had won during the 
elections of 2004. The BNF, which considers itself a ‘true party of the people’ and pledged to 
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advocate a strong civil society and democracy and prosperity, won six seats which was six 
less than they had won in 2004. The BCP, which pledged to turn the economic collapse after 
the financial crisis of 2008 around and stop dictatorship, gained three seats compared to the 
previous elections, giving them a total of four seats. The elections of 2009 were clearly 
dominated by the BDP. The elections of 2014 differed from previous elections in that the 
opposition won more seats than ever before. The BDP still retained its majority by winning 37 
of the 57 seats. The opposition, however, took 20 seats in the National Assembly. The BCP 
won three seats and the BNF did not win any. The remaining 17 seats were won by a new 
party, the Umbrella for Democratic Change which was founded in 2012 by members of 
various parties such as BNF and BMD. In only two years, their campaign for a clean and 
effective government paid off. The decline in BDP seats is likely attributed to young voters 
who show increasing discontent with the conservative policies of the BDP that fail on issues 
like education and job creation (Thobega, 2012). Botswana, like most countries in Africa, has 
a relatively young population, which makes it important for a party to attune their policies and 
programs to young voters (Ntsabane & Ntau, 2006, p. 101).  
Although the BDP lost eight seats in the elections of 2014, it is presently unknown whether 
this marks an ongoing trend or if this was a one-time phenomenon. The elections of 2019 will 
give more insight on this matter, but for now the BDP can still be considered sufficiently 
dominant to make Botswana’s effectively a one-party system. H3 stated that the more unstable 
the position of the dominant party is, the more likely the decision-making process is 
influenced to change policy. Without more concrete information, H3 cannot be accepted nor 
rejected at this time. The position of the BDP appears to have become slightly more unstable, 
but not necessarily enough so to have influenced the decision-making process and caused 
policy change.  
Aid dependence in Botswana 
Botswana has been a major recipient of foreign aid since independence. In this section, the 
results for the aid dependence of Botswana in the period 2008 to 2013 will be given.  
Botswana’s foreign aid peaked in 1987 when it received nearly 321 million USD (OECD 
database). Since then the net flow of ODA has dropped, reaching its all-time low in 2003 with 
‘only’ 37.3 million USD received. Since 2003 disbursements have ranged between 40 and 80 
million USD. In 2008, however, the world was hit by a financial crisis. At first the crisis did 
not affect foreign aid significantly; the year 2008 had the highest donor aid rate ever with 
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OECD’s DAC countries giving a total ODA of 119.8 billion USD, an increase of 10.2% 
relative to the previous year. In 2011, however, effects of the crisis began to appear and 
foreign aid dropped by almost 3%. The crisis did not only affect the amount of aid but also 
caused lower investments and exports. A number DAC countries were not able to meet their 
aid quotas and aid was often relocated to developing countries that needed it most. For 
example, in 2010 aid was shifted from sub-Saharan Africa (of which Botswana is a part) to 
north Africa after the revolutions in this region. Sub-Saharan Africa lost 0.9% of bilateral aid 
that went to the north (Tran, 4 April 2012).  
 Botswana became more dependent on aid in the period under investigation as a result 
of the financial crisis. For Botswana, the ODA disbursement leapt from almost 64 million 
USD in 2007 to almost 683 million USD in 2008. Information on this substantial rise in aid 
could not be found. One speculative reason for the increased aid is the corresponding decline 
in economic growth in the country. A sustained average GDP growth rate of 5% fell to -7.7% 
which was mainly attributed to the weak global demand for diamonds since the crisis (World 
Bank, 2015). Botswana is a one-commodity country depending heavily on the revenue and 
export of minerals, in particular diamonds (Ntsosa, 2011, p. 45). After 2008 the aid received 
by Botswana declined quickly to 62.39 million USD in 2012. Besides the year 2008, the year 
2013 also stands out, as the aid flow increased to 90.09 million USD but returned to 62.38 
again the following year. Again, explanations as to why the figures rose suddenly have not 
been found, but it is noticeable that these figures rose in the exact same years as Botswana’s 
public condemnation of the unfair elections in Zimbabwe.  
 
Time Period, 
Recipient 
2008 2009 2010 2011 2012 2013 
Botswana 628.77 223.39 103.41 88.38 90.09 62.38 
 
Figure 2. The data show foreign aid as the net flow of ODA disbursements by the OECD’s 
DCA in USD millions. Retrieved from OECD.stats 
 
Countries become more competitive as the smaller amount of aid has to be distributed over 
the same or even more countries in a crisis. Because Botswana’s economy compared 
favourably to most African countries, even with the large decline in the GDP rate, it would 
have been important for Botswana to please the international community, and especially the 
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DAC countries, to receive enough aid. As Botswana and South Africa, in particular, were 
both pressured to stop the ‘silent policy’ towards Zimbabwe, aid dependence is likely to have 
influenced the decision-making process (Woods, 23 May 2008). H4 which stated that the 
higher the dependence on aid, can influence the decision-making process more easily to 
change foreign policy, can be accepted. For the period 2008 to 2013 Botswana became more 
dependent on aid as a result of the financial crisis.  
 
Conclusion 
The research question of this thesis was ‘What factors influence foreign policy change in 
African states?’ A model has been proposed to interpret foreign policy change in African 
states. This model was based on the four sources of change identified by Hermann in a more 
general and Westernized model. The four sources of change that influence the decision-
making process in African states have been identified as: the centralization of power and 
presidentialism; the bureaucratic elite and civic organizations; one-party dominance; and 
dependence on foreign aid. These four sources of change were investigated for the case of 
Botswana over the period 2008-2013.  
In Botswana, power centralized even further, consolidating it in the president which 
has made interference from the government less relevant. The president has significant 
influence on the decision-making process and can easily implement policy change. 
Hypothesis H1 is therefore accepted. The Botswanan bureaucratic elite is rather authoritarian 
and does exclude civic organisations, especially trade unions. Insufficient information on the 
changing degree of authoritarianism for the given period was available, so H2 cannot be 
accepted. The same applies to H3, as additional information that can only be collected after the 
general elections of 2019, will determine whether the decrease in one-party dominance in 
2009 and 2014 represents an ongoing trend. The last hypothesis, H4, is accepted. Botswana 
became more dependent on aid as a result of the global financial crisis of 2008. The 
dependence on aid could influence the decision-making process so policy can be changed to 
please the donors.  The jumps in foreign aid correspond with the condemnation of Zimbabwe.  
The results for the case of Botswana have illustrated that it is hard to see the individual 
decision-maker, in this case the president, solely as an actor of change instead of as a crucial 
part of the decision-making process. Because the president holds significant power in the 
country, his influence over the decision-making process is substantial. Foreign policy change 
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is mainly the result of the interest of the president, as he gets little pushback from the rest of 
the government. The limitation of the proposed model, therefore, is that it overlooks the 
importance of presidentialism in African states’ policy decision-making. Even if 
democratization has occurred and other actors are present, this does not directly implicate 
their influence. Other sources of change can therefore only be influential if the leader 
approves of this influence. The cultural background, social upbringing and interests of the 
leader may be factors that influence policy change. As a result, it would be more helpful to 
take an actor-specific approach to foreign policy change in African states. Recommendations 
for further research on foreign policy change in African countries should focus more on the  
interaction of the leader with other actors of change. However, if democratization has been 
successful in an African country and not all the power is centralized with the leader, this 
model will be useful. Although the results were not as expected, this research has contributed 
to the literature on African foreign policy change and has presented several important 
characterizations of African states. These characterizations have provided a framework for 
specific influential factors on the decision process.  
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